This article analyses the contextual factors and their impact on the planned creation of senior civil service (henceforth, SCS) within the Lithuanian civil service system since 2008.
INTRODUCTION
this article is based on the data of 15 expert interviews. Identities of the respondents in the references are coded to assure anonymity 8 .
CONCEPTION OF THE CONTEXTUAL FACTORS IN REFORM OF THE CIVIL SERVICE SYSTEM
In the studies of public sector reform processes, the analysis of causality factors is an important approach. In their studies, Geert Bouckaert and Christopher
Pollitt conceptualized these factors most extensively by using the categories of 5 8 POLIT means politician, CHANC means ministry chancellor, EXP means expert, some numbers are lacking because not all data form conducted interviews were used for the purposes of this article.
contextual factors depends on the choice of categories. Academics often choose different concepts and their operationalization. 11 The conception of factors itself is rather complicated, as it comprises different mechanisms and processes. In most studies, context is understood as the basis of the scheme, which includes public policy, administration, and reforms. Scholars often state that context is the main aspect in the development and implementation of reforms. 12 Moreover, the list of contextual factors is long and indeterminate. It comprises many categories, which are a "missing link" 13 in the analysis of reforms and changes in systems-for instance: the extent of changes, timing of reform, trajectories of reform, incentives, risks and threats for reform. 14 In the present research, the concepts of obstacles, incentives, and change processes are especially important. These categories allow for understanding the development of a reform or a system as change processes, analysing the continuity of changes or its absence, as well as the reproduction or transformations of the phenomenon, etc. 15 In the context of reform development and implementation, personal and institutional actors play an important role at the micro-level. Here the causality of reform trajectories is revealed by the analysis of interests of civil servants, executives, and public officials and of their opinions. In most cases, this approach analyses motivation structures or interests (they can be understood as an independent variable, i.e. resistance to or acceptance of reforms; for instance, in ISSN 2029-0454 VOLUME 9, NUMBER 1 2016
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the case of an attitude towards in service mobility, payment for performance, etc.).
However, attitudes towards reforms are one of the most important factors (it is a dependent variable) constituting also a cultural dimension of reform or its context. 16 Naturally, these theoretical assumptions require empirical investigation and substantiation.
PLANS FOR SENIOR CIVIL SERVICE REFORM IN LITHUANIA SINCE 2008
The idea to establish senior civil service system in Lithuania was initiated by several sound reasons and incentives. First, direct political incentives became the basis for changes. The fifteenth government headed by Andrius Kubilius (conservative coalition government) discussed and prepared the conceptual basis of the reform. Plans for SCS were not dropped by the sixteenth government headed by Algirdas Butkevičius (social democratic coalition government). Qualitative research data confirms this. During the interviews, former ministers, high public officials and the authors of the reform noticed the continuity of the plans for SCS (e.g. they talked less about content elements). 17 This continuity was ensured by political ideas. In 2012, in the election programme, the Social Democratic party included the establishment of SCS 18 (this party had a majority and the main powers in the Government formed by the coalition). The rhetoric of the political programme, explaining the establishment of SCS, was managerial. However, the content was not elaborated in the party document. Paradoxically, this issue was not included into the programme of the 16 th Government dominated by Social Democrats. 19 Nevertheless, this idea was not rejected. The continuity in the plans for the establishment of SCS was enabled by a political and institutional factor.
First, the Civil Service Department (CSD), as an administrative institution partly responsible for the reform development, aimed to strengthen its power in government system. This is revealed by changes in the formal institutional status of the department (in fact, it has become an independent agency), increased 16 18 The programme explicitly provides incorporate SCS to strengthen the heads' management capacity and a higher quality of their leadership (LSDP rinkimų programa "Saugi, solidari ir teisinga Lietuva", 2012 (The election programme "Secure, solidary and just Lithuania" of Lithuanian Social Democratic Party, 2012) // http://lsdp.lt/apie-partija/programos). 19 Interviews revealed that the organizers of the programme accidentally omitted statements about the SCS reform. Besides, the programme was consisted of enough declarative objectives and rhetorical ISSN 2029-0454 VOLUME 9, NUMBER 1 2016
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financing, changes in leadership, and attempts to balance the relationship 20 with the Ministry of the Interior (MI) responsible for governance policy. CSD continued the development of civil service, thus, the establishment of the SCS system was a natural issue to be addressed despite the change of government. The continuity of the reform was also ensured by the amendments on Civil Service law prepared by the Ministry of the Interior immediately after the elections, in the autumn of 2012. 21 Those amendments defined the SCS system and its elements, such as recruitment, obligatory mobility, ranks of senior executives (a three-class hierarchical system), performance evaluation, training and salary systems. The continuity of the reform had ensured the strategic document adopted by the 15 th Government, "Programme of Public Service Improvement in 2012-2020", 22 which defined the purpose of the establishment of senior executive's corps and the introduction of different senior service elements. Thus, on an administrativeinstitutional basis, the support for the reform was adequate. This is also confirmed by several interviews with almost no doubts about the necessity of this idea and the benefit of its realisation for the civil service and governance systems. 23 Nevertheless, there was some inability to share power and formal duties between CSD 24 and MI, as these institutions were directly responsible for the policy of civil service development. These two institutions prepared proposals concerning the establishment of SCS and submitted them for consideration at various levels. 25 The establishment of the SCS system was formulated as a task for the Government, which placed the Civil Service department under obligation to continue the development of the reform in 2013. 26 A year was given for the preparation of SCS documents (changes in the Civil Service Law). As the qualitative research has revealed, the preparation of the reform had two stages: the preparation of the legislative package and the promotion of the idea. The preparation of the reform was sufficiently intensive. The representatives of SCD and MI were involved in the 20 Interview, POLIT2, January 2014; Interview, EXP4, February 2014. 21 Lietuvos Respublikos valstybės tarnybos įstatymo 2, 6, 9, 10, 14, 16, 21, 222, 25, 311, 41, 43, 44, 45, 46 This fragment of an interview shows doubts about the content of the reform and the correspondence between the primary ideas and the prepared reform package.
This reflects typical features in the preparation of public sector reform process conceptualized by Bouckaert and Pollitt, who note that when preparing a reform package it is often necessary to come back to primary ideas and make many amendments due to political-administrative factors. 29 However, the preparation of 
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During another stage of reform package preparation, presentation of ideas, discussions, and adjustments started. They were taking place on different levels, starting with departmental 31 or institutional 32 and finishing with meetings of the 27 A decisive role was played by critical remarks expressed by the president of the Lithuanian Republic, Ms. Dalia Grybauskaitė, who did not support plans for the establishment of the formal SCS system. 34 In 2015 plans for the establishment of the formal SCS system were dropped with the new draft law on Civil Service, which does not mention SCS at all. Still, that draft law envisions different service conditions of senior civil servants, for instance changes in the recruitment procedure for senior civil servants, new system of competencies, performance evaluation and salaries. 35 Thus, the senior civil service system is being further developed even if the formal naming of it as "senior civil service" has been forgone.
That draft law now is under formal discussions in the committees of the Parliament and is planned for adoption in early autumn of 2016.
The interests and opinions of the members of the top administrative apparatus often become a factor that encourages or inhibits reforms. In the comparative studies of civil service reforms, the attitudes of executives towards public sector reforms have been analysed. 36 Most often the attitudes towards various managerial instruments were analysed. For instance, attitudes towards the pay for performance or employment contracts in the senior civil service were analysed as well as motivation or job satisfaction. 37 However, the attitudes of senior executives towards reforms has already been analysed in a broader context, 38 This article is based on the main assumption that the ideas of the SCS reform and the elements being implemented (e.g. fixed term of office and in -service mobility) are perceived negatively by executives, as these limit their career possibilities and decrease guarantees. In addition, such changes critically affect the autonomy of senior executives, their behaviour models and long-term satisfaction with their roles.
Therefore, these actors can act passively, aim to opt out, or become opportunists.
DATA AND METHODS OF QUANTITATIVE RESEARCH
This article analyses the attitudes of 260 senior executives working in the public administration system in Lithuania. 39 Data was collected via an internet/telephone survey in 2014. The questionnaire consisted of questions related to the attitudes towards the SCS reform, its obstacles and incentives, as well as the novel or radical element of its content, e.g. obligatory mobility. The questionnaire also included typical socio-demographic questions. Table 1 presents the descriptive statistics of the main variables. 
ANALYSIS OF THE DATA OF QUANTITATIVE RESEARCH
As the data of the survey shows, the attitudes of the respondents towards the establishment of the SCS system were very clearly positive (see Table 2 ). 59.5% of the executives supported the reform (only 14.6% of the respondents did not support this reform). 40 Comparing the data with the results of the survey in 2011, it can be observed that the attitude of civil servants towards the civil service reforms was more careful.
41 40 It should be note that at survey making time were presented only reform idea guidelines without the draft law. It should also be mentioned that not all respondents are heads of institutions. 41 shows that the respondents who had less work experience 44 and, accordingly, less work experience as executives (up to 15 years), evaluated the suggested SCS system more positively. Data has revealed that the reform was totally unsupported by the executives who had a longer career, had longer experience as executives, and were older. Such trends were not unexpected. As the research on attitudes towards reforms shows, age often preconditions negative attitudes towards reform. 45 In addition, the opinions of older executives could be influenced by personal interests with aim to keep the current position and status, to continue work career, etc.
The attitude towards the establishment of SCS in Lithuania could be preconditioned by administrative-cultural variables. The respondents who had a strong role identity as policy implementers evaluated SCS reform especially positively. It seems that this understanding could be influenced by the desire to strengthen senior executives' identity (higher autonomy of decision making, relationship with policy, etc.), as well as their factual status. This can be explained by pointing out the importance of planned changes for these executives. However, the data demonstrates that the attitudes of senior executives towards the establishment of a new corps were heterogeneous in the context of culturaladministrative identities. None of the role identities of "executive-manager,"
"executive-provider of services to the citizens," or "executive of the institution" statistically correlates with the attitudes towards the reform. The cultural identity of senior executives is a source for the attitudes towards the SCS, as a basis for the 43 Variable of role identity can be attributed as cultural variable only conditionally, because it express not only the understanding of the roles, but also the functions performed by senior servants. 44 This is confirmed by the relationships with "age" as demographic variable (Kendall tau_b =-0.889, P<0.001). 45 Steven Van de Walle, et al., supra note 38. favouritism and other similar behaviour as a major obstacle (see Table 3 ). Different attitudes suggest the necessity of certain administrative culture, as a basis for the establishment of SCS.
7 -especially significant, 1 -absolutely insignificant. Attitudes of the senior executives cannot be understood without the analysis of contextual factors. Here an assumption is that senior executives, as the participants of a political-administrative system, adequately evaluate the operation of the political-administrative system and threats to it not only because they have more information and know more about institutional and political-administrative relationship and change processes, but also because they are keenly interested in planning their possible behaviours. Analysis of respondents' opinions about the effects of contextual factors reveals that neither unstable economic environment nor the attitude of the society was perceived as an obstacle (see Table 3 ). It can be observed that some respondents emphasized the support of society as an important factor. 46 Support of society, as a factor, was also emphasized in similar studies of reforms. 47 However, it was used in broader processes of reform establishment and implementation. The importance of economic factors was not emphasized by our survey respondents, probably taking into consideration the fact that the establishment of SCS, as a reform, might not require large financial resources, and its impact on economy could be only indirect. On the basis of the survey data, it 46 Interview, EXP1, January 2014; Interview, EXP5, March 2014; Interview, POLIT8, April 2014; Interview, POLIT9, April 2014. 47 Tom Christensen and Per Laegreid, supra note 6.
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can be said that senior executives viewed the factors of the political-administrative system as more significant. In the answers, inflexibility of the administrative system and distrust in politicians were especially emphasized (see Table 3 ). It seems that this attitude was preconditioned by the perceived threats of appointment and dismissals, which were especially taken into account by the respondents in comparison to the wins in strengthening leadership (see Table 4 ).
Apparently, senior executives were afraid of transformations in politicaladministrative relationships and their negative consequences. But another element of mobility-a fixed term in office-was evaluated more positively (see Table 5 ). The views on annual activity plans as performance management tool demonstrate an understanding and evaluation of the reform elements. These views were considerably more positive than views on the means of mobility or selection of senior officials with the help of a "reserve list" (see Table 5 ). However, two partly opposite opinions on the reserve list (one related to closeness, other in case of the executives having experience in private sector orient themselves toward openness and mobility) have appeared. This may demonstrate a lack of deeper understanding of the SCS mechanisms. In any case, this phenomenon requires further analysis via the qualitative research data. 50 Common assessment is neutral. ISSN 2029-0454 VOLUME 9, NUMBER 1 2016
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In general, this reform should initiate cultural changes; then it would be implemented. But if we have organizations, which do not communicate and only fight, then SCS or the executives' corps should change the system, i.e.
executives would construct a hierarchical system, on which state and all its organizations are based.
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In addition, not only transformation visions were reflected upon, but also a possible success of the reform was reflected in and related to institutional cooperation.
Thus, culture (administrative culture) had to become the basis for institutional cooperation, performing a "glue" function. is difficult to analyse this complicated phenomenon from an all-encompassing perspective. 66 Analysis of our qualitative data has revealed that politicization can be viewed as a threat for the implementation of the SCS reform and operation of the system. 67 At the same time, respondents, senior civil servants, and a part of former ministers noted that they have not faced politicization directly (i.e. political or personal favouritism or political pressure). 68 Other respondents did not dare to speak about the scope, frequency and elements of politicization. 69 Analysis of the qualitative data allowed the highlighting of several factors of resistance to reforms: the political process (firstly related the legislative process at parliament) and the attitudes of top executives. Starting with the analysis of the latter factor, an observation can be made that the respondents, present or former politicians and public officials, e.g. ministers or members of the Seimas or senior executives, had noted that resistance, as a reaction, was an obvious phenomenon:
Respondent CHANC2: "I think that there is no resistance from the society or from civil servants, but there is an aspect of fear. Practice shows that when one government rules, it dismisses one certain group; when another government rules, it dismisses other certain group, and so on."
Respondent EXP1: "Every reform provokes resistance. Just because it is a reform. In fact, maybe it can be some misunderstanding why in the civil service it is necessary to distinguish one more group [SCS system]? But I think that more explanation is necessary, which first would show the positive aspect."
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It should be noted that resistances (to be more precise, negative attitudes) It should be noted that, in this interview excerpt, the position of the senior executive is based on personal grievance and non-involvement in the reform preparation. Such personal attitudes may not be considered significant. However, it should be stressed that political motives were also emphasized, which would transform personal grievances into a political interest. Attention should be drawn to the fact that some politicians participated in the research as factual heads of the above cited civil servant. 72 Interview, POLIT2, January 2014. 73 Interview, EXP3, January 2014.
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Civil servants are very smart, and they see how much you know or how much you can, well, I mean, they get clear opinion during a short period of time. And if at the beginning they don't accept anything, after half a year, all this resistance disappears because they see very well that, well, you take more areas, you start controlling more areas and they simply cannot bluff. 74 Interests are conditioned by personal grievances and/or fears 75 , and they can transform into resistance, which, according to the interviews, become obstacles in the reform implementation. 76 This shows that it is impossible to concentrate attention only on the loyalty of senior executives to politicians/ministers. The data also suggests that individual interests can become obstacles to the reform implementation.
As the research data has revealed, the main obstacle of reform implementation was held to be the reform process itself. As previously mentioned, the interview data has demonstrated that antagonistic positions were typical also in the government itself. 77 There were even more such antagonistic or adversarial positions in the parliament, according to many respondents. They emphasized that the reform could experience obstacles because of different attitudes in the Seimas towards the system being created. 78 In order to prove this, many respondents mentioned different attitudes towards the SCS system of the members of parliament as well as in the government coalition and among the members of the same party. It was also noted that most members of Seimas do not understood the content and meaning of the SCS. Many respondents also observed that negative attitudes in the society and public criticism towards the SCS raise only indirect threats to the reform. On the one hand, attention was paid to the fact that the elitist orientation and behaviour of politician-populists can stop the reform implementation. On the other hand, a counter-argument was provided about the possible success of the reform, namely, that it could depend on the political conjuncture and political will of the majority of the Seimas.
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CONCLUSIONS
Analysis of the attitudes of the senior civil servants leads to the assertion that the plans for the SCS reform were met with obvious approval of senior executives in Lithuania. As the survey data reveals, 59.5% of the senior executives supported the reform being prepared, while only 14.6% of the respondents disapproved plans for such reform in 2014.
Analysis of the quantitative data shows that one of the main research hypotheses has been confirmed: senior civil servants who perceive themselves firstly as actors in policy formation and implementation favour the creation of SCS more than senior civil servants with other role identities. This stance of senior servants with specific role identity is strengthened not only by their aspirations to ensure a more distinctive status (autonomy of decision-making, security, etc.), but also because a whole new role identity is possible in new corps, having its own distinctive culture. However, the preferences and cultural identities of senior executives could have been preconditioned by defensive positions. Apparently, senior executives were afraid of the possible transformations in politicaladministrative context and their negative impact, which could have been conditioned by the inflexibility of the civil service system, possible politicization, etc.
Because of feeling afraid, they viewed the content of the reform, especially related to rotation (obligatory mobility) or recruitment, negatively or more cautiously.
These views were preconditioned by an understanding that the administration system is inflexible. However, senior civil servants take a defensive position, do not trust, and are afraid of transformation because of politicians and former experience of ineffective changes (as the qualitative research has revealed). Data from the qualitative research demonstrates that the defensive positions of senior civil servants can be determined by a specific culture of civil service and public administration in Lithuania, operating as a contextual factor. Hostility, uncooperation, inertia, and legalistic values (as well as subculture of lawyers) are the features that can be used to characterize this culture. It operates as a negative environment for changes. But it operates in the context of a specific political culture whose typical features are narrow interests and the incompetence of politicians (ministers) to perform their duties. Still, the main obstacle for the preparation and enactment of the reform was the political decisions of the ruling parties. As the interviewees emphasized, the resistance of senior civil servants is inevitable because of personal interests, fear of changes and their consequences, and political interests. But this should not become an insurmountable obstacle to reform;
probably reform of a more evolutionary nature can help.
